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and the signi® cance of such changes to processes ofRegional Development Agencies
socio-economic transition and forms of sub-national
governance (e.g. JESSOP, 1994; LLOYD and MEEGAN,in Portugal: Recent Development
1996; TEWDWR-JONES and MCNEILL, 2000).and Future Challenges
Emerging from such changes are new institutional
arrangements which re¯ ect a shift from government toSTEPHEN SYRETT* and
governance, the increased importance of the neo-liberalCARLOS NUNES SILVA ²
agenda and the importance of speci® c local and regional*Centre for Enterprise and Economic Development Research,
contexts (e.g. NEWMAN, 2000; KEARNS and PADDI-Middlesex University, Queensway, En® eld EN3 4SF, UK.
SON, 2000). The creation of RDAs in Portugal illustra-Email: s.syrett@mdx.ac.uk
² Centro de Estudos GeograÂ ® cos, Faculdade de Letras da tes how such changes in the nature and institutions of
Universidade de Lisboa, Lisboa 1600-214, Portugal. sub-national governance are currently being played out
Email: carlos.silva@fc.ul.pt within a particular national context in the European
Union’s southern periphery.
This article considers the result of a recently completed In the latter part of the 1990s, the creation of a
programme to create Regional Development Agencies national set of RDAs became increasingly prominent
(RDAs) within Portugal. The ® rst part of the article exam- within the Portuguese regional policy agenda for a
ines the forces leading to the creation of RDAs in Portugal number of reasons. First, the profound period of eco-
and the particularities of the process employed. The second
nomic growth and restructuring which Portugal experi-
part turns to consider the considerable challenges that these
enced from the mid-1980s created a number of
¯ edgling RDAs now face if they are to develop a strategic
pressures relating to processes of urban and rural devel-role promoting regional economic development within
opment, economic modernization and changing life-Portugal.
styles and cultural values. The resulting need to improve
provision of infrastructures and public services andRegional Development Agencies Portugal
promote more rapid economic modernization led toGovernance Partnership Regional development
increased recognition of the importance of a more co-
ordinated regional level response. Furthermore, the
Introduction
necessity of reinforcing the competitive basis of regions
within an economy becoming increasingly globalized,In the second half of the 1990s, a process to create a
also pointed to the importance of stronger regionalset of Regional Development Agencies (RDAs) began
governance structures.in Portugal. The government sponsored IQADE
Second, in the face of such rapid economic change,(Implementation and Quali® cation of Development
existing government structures often proved inadequate.Agencies) programme formally came to an end in July
The only existing regional structures, the CCRs2000 with the result that 16 RDAs now operate across
(Regional Planning Commission) have limited abilitiesthe majority of mainland Portugal and one on the
to pursue autonomous regional policies. The CCRsisland of Madeira. The process creating these RDAs is
form part of the central state administration, whichinteresting in a number of respects. First, national
controls the scope of their activities, and they lackgovernment policy attempted to stimulate a bottom-
any direct democratic accountability to the regionalup approach, with agencies emerging from particular
population. Below the regional level, the rapid growthregional contexts, rather than being imposed rigidly
and fragmentation of local level institutions providedfrom the centre. Second, the fortunes of the nascent
further impetus for a degree of regional co-ordination.RDAs have been closely related to the ¯ uctuating
Third, on coming to power in 1995, the new PSpolitical agenda concerning regional development and
(Socialist Party) government’s agenda was to reinforceattempts to develop new forms of sub-national govern-
the regional level of political administration and pro-ance. The result is a suite of RDAs characterized
mote greater partnership between the state and civilby signi® cant diVerences in their organization and
society (INCM, 1999; MEPAT, 1999). This approachcapacities, and a national policy agenda which appears
built on a similar vision of partnership working assomewhat uncertain as to their future role. Given this
outlined in Portugal’s Second Community Supportcontext, it appears timely to brie¯ y review the RDA
Framework (CSF-II, 1994± 99), which indeed providedcreation process in Portugal and consider the extent to
support for the creation of development agencies. Inwhich these ¯ edgling agencies are likely to play a
this respect, national government policy both by thesigni® cant role in future regional governance within
PS and the previous PSD (Social Democratic Party)Portugal.
administration was strongly in¯ uenced by the policy
directions of the EC towards promoting a `Europe of
Changing forms of regional governance
the Regions’ . The centrepiece of the PS administra-
tion’s decentralization strategy was the proposals for theConsiderable attention has focused recently upon
changes in the nature of local and regional governance creation of elected regional administrations (CORKILL,
DOI: 10.1080/00343400120033160
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1999; S ILVA, 2001 (forthcoming)). The rejection of by July 1999, 17 had been oYcially constituted and
registered. Legislation published in March 1999 clari-these proposals in a national referendum in 1998 forced
the government to look towards new ways of taking ® ed the nature and functions of the new RDAs, espe-
cially in relation to the central state.3 The RDAs areforward its decentralization strategy and gave added
momentum to the process of creating RDAs which not part of the public sector and have total autonomy
from the state. In all cases the agencies are in eVect aby then was already underway.
p`artnership of partnerships’ with many of the partici-
pating partnerships of a public± private nature. They
The creation of Regional Development Agencies in Portugal:
can assume a variety of legal forms (limited companies,
the IQADE programme
associations, foundations, co-operatives, civil or com-
mercial societies, etc.) and partners can include public,Against this background the process of creating a
national network of certi® cated RDAs formally began private, voluntary or community sector organizations.4
As non-public bodies, RDAs can receive state supportin 1997 under the auspices of the IQADE programme
(IQADE, 1997).1 In a desire to promote new forms via a contract with the government. This contract per-
mits RDAs to apply to supply technical and ® nancialof partnership working, the decision was to pursue a
bottom-up model aimed at promoting agencies strongly assistance in relation to speci® c regional development
programmes in which a role for the RDAs is recog-rooted within the regions, rather than imposing RDAs
from the centre. The process for taking this forward nized (M INISTEÂ RIO DE PLANEAMENTO, 2000a). As
the RDAs will bene® t from state support via thesewas contracted to an existing regional development
agency, the CDR CooperacË aÄ o e Desenvolvimento contracts, a mechanism for a degree of public control
via CCR supervision of their technical and ® nancialRegional, S.A., which had been operating successfully
in the SetuÂ bal region since 1992. assistance roles has been put in place.
RDAs are intended to provide an institutional forumThe IQADE programme aimed to stimulate and
support the creation and/or consolidation of develop- for bringing together all agents and sectors of a region
in order to construct a regional consensus which goesment structures at the local or regional level through
the supply of technical assistance (PPDR, 1998). From beyond the narrow interests of existing organizations
and will provide the basis for a regional strategy. Thethe outset RDAs were conceived as being independent,
inter-institutional organizations with a technical char- legislation de® ning the objectives of the RDAs pro-
vides them with a remit to promote economic, socialacter, which would be self-® nancing and act to promote
regional development. In pursuing a bottom-up pro- and cultural objectives for a designated part of the
national territory within the context of approvedcess, there was an explicit recognition that RDAs
should be able to adopt diVerent organizational forms national level policies and strategies. Under the legisla-
tion the principal functions of the RDA are to promoteappropriate to local circumstances. The process
required interested parties to organize regionally based initiatives with a regional impact, to promote the
region externally and create information networks inpartnerships, develop a plan of activities and put for-
ward an application to become a certi® cated agency in association with other regional actors. Activities which
are speci® ed principally relate to economic develop-accordance with the programme requirements.
IQADE encouraged both public and private bodies ment and include: the collection and supply of informa-
tion; attraction of external investment; incentives forto constitute RDAs. RDAs could be either entirely
new, an upgrading of existing structures, or created via the creation of small ® rms; promotion of infrastructures
for regional development; promotion of regional pro-the coming together of existing local development
agencies into a form which gave them a regional scale ducts; preparation and negotiation of regional plans
and programmes; as well as the promotion of confer-of operation. The process also received support from
the European Association of Development Agencies, ences and debates over regional questions. The RDAs
are also to contribute to the de® nition of nationalEURADA, which provided a network for the transfer
of know-how from existing European development regional development policies through their partici-
pation in various consultative bodies.agencies. Despite the ¯ exibility in the forms of RDAs,
they had to meet a number of basic criteria: (1) At the end of the ® rst phase of the IQADE process,
it was decided to extend support to the nascent RDAsformation as public± private partnerships; (2) coverage
of a population of 300,000 inhabitants and at least a in order to build upon the investments already made
and ful® l rising expectations. The principal objectiveNUT-III unit; (3) all pro® ts to be reinvested if consti-
tuted as a private or limited company; and (4) presenta- of the resulting second phase of IQADE (IQADE-
II) was to consolidate the technical and organizationaltion of a business plan demonstrating that the agency
was self-sustaining. aspects of the RDAs and to support their integration
into the national and European context (PROMOCË AÄ OAn intensive series of regional meetings to dissemin-
ate information on the programme generated 44 DO POTENTIAL DE DESENVOLVIMENTO REGIONAL
(PPDR), 2000). The focus here was centred on theapplications. On the basis of modi® ed criteria2 22
applications went forward for further consideration and, staV of the new RDAs and encouraging the develop-
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Table 1. Regional Development Agencies in Portugal, 2000
No. of
munici- Resident
No. of palities population
Regional Development Agency Legal form partners covered Area (km2) (1997)
ADRAL: AgeÃ ncia de Desenvolvimento Regional do
Alentejo, S.A. Limited company 53 47 27,225 519,960
ADRAVE: AgeÃ ncia de Desenvolvimento Regional do
Vale do Ave, S.A. Limited company 42 8 1,259 487,406
ADREDT: AgeÃ ncia de Desenvolvimento Regional de
Entre Douro e Tamega, S.A. Limited company 64 7 1,512 200,120
CDR: CooperacË aÄ o e Desenvolvimento Regional, S.A. Limited company 16 9 1,522 667,150
GLOBALGARVE: CooperacË aÄ o e Desenvolvimento,
S.A. Limited company 41 16 4,960 347,380
INOVARTEJO: AgeÃ ncia de Desenvolvimento
Regional, S.A. Limited company 7 25 7,752 580,530
PRIMUS: PromocË aÄ o e Desenvolvimento Regional da
AÂ rea Metropolitana do Porto, S.A. Limited company 32 9 815 1,196,850
ADELO: AssociacË aÄ o de Desenvolvimento Local da
Bairrada e Mondego AssociacË aÄ o Not for pro® t association 7 11 2,540 427,910
ADERAM: AgeÃ ncia de Desenvolvimento da RegiaÄ o
AutoÂ noma da Madeira Not for pro® t association 13 11 798 259,270
ADERDOURO: AssociacË aÄ o de PromocË aÄ oe
Desenvolvimento da RegiaÄ o do Douro AssociacË aÄ o Not for pro® t association 25 21 6,116 279,700
ADRAT AssociacË aÄ o de Desenvolvimento da RegiaÄ o
do Alto TaÃ mega Not for pro® t association 20 6 2,923 107,820
ADREDV: AgeÃ ncia de Desenvolvimento Regional de
Entre Douro e Vouga Not for pro® t association 13 6 979 278,880
ADRO: AgeÃ ncia de Desenvolvimento Regional do
Oeste Not for pro® t association 6 14 2,749 358,930
ADRVC: AgeÃ ncia de Desenvolvimento Regional do
Vale do CaÂ vado Not for pro® t association 17 9 2,367 426,880
BEIRALUSA: AgeÃ ncia de Desenvolvimento Regional
da Beira Interior Not for pro® t association 28 7 5,091 167,050
ESTRELA-COÃ A: AgeÃ ncia de Desenvolvimento
Territorial da Guarda Not for pro® t association 31 14 5,510 179,090
LUSITAÃ NIA: AgeÃ ncia de Desenvolvimento Regional Not for pro® t association 36 16 3,496 288,110
Total Limited companies 5 7 451 236 77,614 6,773,036
Not for pro® t associations 5 10
Source: Developed from PPDR/IQADE-II, 2000; DGAL, 1999.
ment of their technical skills and knowledge of the siderable diversity in the partners which include
municipalities, associations of municipalities, CCRs,work of other RDAs nationally and internationally. In
particular there was a strong focus on developing con- business associations, ® nancial institutions, private
® rms, further and higher education establishments,tact with RDAs operating elsewhere in Europe within
similar economic contexts. cultural associations, tourism bodies, trades unions,
co-operatives, sectoral and locally based developmentAlthough the legislation permits RDAs to adopt
diverse legal forms, in reality the RDAs have chosen associations and charitable organizations amongst
others. In total, 451 institutions are involved in thetwo forms: limited companies (41%); and not-for-pro® t
associations (59%) (see Table 1). Nationally the RDAs agencies which provides some indication of the degree
of mobilization of civil society and local administrationcover 77% of municipalities, 85% of the land area and
68% of the resident population. The most notable area achieved by the IQADE process.
The RDAs are characterized by a very small techni-not covered by a RDA is the Lisbon Metropolitan area.
The geographical scale of the RDAs varies between cally quali® ed staV in relation to the objectives for
which they were created. The current level of technicalthe smallest, which cover only six municipalities
(ADREDV e ADRAT), and the largest which covers staV employed by the agencies on average consists of
two to three higher level technical staV within an47 (ADRAL). The number of partners which make
up the RDAs again varies considerably between those overall total of ® ve to six.5 This limited in-house
technical staV is supplemented by the use of externalwith only a restricted number of members (e.g.
ADRO with only six), and others with a wide ranging consultants. There is a high proportion of recently
quali® ed young staV re¯ ecting the lack of an existingmembership (e.g. ADREDT with 64). There is con-
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pool of experienced staV operating within regional some degree of rationalization will be required to
ensure that the RDAs are of a suYcient size to carrydevelopment activity. The limitations of the staV base
necessarily restricts the scope of the RDAs current out a strategic regional role. This is particularly the
case in the north and the centre of the country whichactivities. For most RDAs, business plans for their ® rst
year of operation prioritize the need to enlarge the is covered by 11 diVerent agencies. However, any
rationalization will be faced with the very factors whichpartnership and conclude the implementation of
IQADE-II. Activities currently being implemented or led to the creation of the initial RDAs (i.e. sense
of identity, existing co-operative relations, etc.) thusunder development exhibit considerable diversity and
commonly include the collection of regional economic making compromise solutions diYcult to achieve. The
inverse of this problem, the lack of co-operation withininformation, development of sectoral strategic plans,
valorization of indigenous resources, territorial certain regions (e.g. the Lisbon Metropolitan Area), is
likely to make it diYcult for future RDAs to emergemarketing, integrated tourism initiatives, small ® rm
technical assistance, environmental protection and in areas not currently covered by an agency.
As currently constituted, the RDAs are too smallenergy conservation and more general promotion of
regional events, conferences and workshops. and their resources too limited for them to develop a
strong strategic regional role. Over time it may be
possible for some RDAs to develop this type of role
Challenges for the future of the RDAs
in partnership with other regional actors. In order to
achieve this they will need to overcome key constraintsPortuguese RDAs re¯ ect an interesting shift towards
new forms of spatial governance characterized by inter- related to their level of funding and their degree of
legitimacy derived from the nature of their role withininstitutional partnerships. Given the prevailing political
tradition of administrative centralization which has the governance system.
militated against cross-sectoral and multi-level partner-
ships (SYRETT, 1997), the creation of the RDAs Funding. The RDAs have been set up to be self-
sustaining without any guaranteed provision of directprovide further evidence of a shift towards new forms
of governance within Portugal (MOREIRA, 1999; public sector funding streams. Whilst this is a major
advantage in providing complete ® nancial indepen-SYRETT and S ILVA, 1999; S ILVA, 2001 (forthcom-
ing)). The decision by central government to create dence from the state administration, it is also the source
of a major constraint ± a lack of core funding. Currently,RDAs via a bottom-up process illustrates the increas-
ingly dense set of relations between public and private for the RDAs, other than any core funding that they
have been able to negotiate from their partners, theysectors at the sub-national scale which have emerged
in recent years, and how these now provide a potential are reliant on generating income from the supply of
services. Consequently there is a clear danger here ofbasis for the decentralization of certain regional devel-
opment activities. the RDAs becoming little more than small, regional
consultancy organizations where the need to generateThe legal de® nition concerning the type of activities
which RDAs can engage in provides considerable income takes precedence over broader aims of develop-
ing and implementing a regional economic strategy.scope for developing pro-active regional initiatives
within the parameters of national state policy. As inde- The current capacity of the RDAs to generate
income and become self-sustaining is highly variable.pendent and self-sustaining bodies functioning on a
partnership basis, the RDAs have a clear basis for If it is accepted that the aim for self-sustaining RDAs
is desirable and necessary, there remains a strong casebecoming signi® cant regional actors through the
de® nition and implementation of regional programmes. for some further short term central state funding,
perhaps under an IQADE-II, in order to support theHowever, Portuguese RDAs must carve out this role
for themselves, rather than merely taking on a pre- less well developed RDAs towards achieving this goal.
There remains a need to recruit further staV andscribed and guaranteed role. Their ability to do this
will emerge out of the interaction of the varying improve staV skills and management structures given
that most have been set up with limited ® nance andcapacities of the individual RDAs and the fundamental
limitations placed upon the activities of all RDAs by have been in operation for only one year. If further
resources are not made available to consolidate whattheir limited ® nancial and political power.
The formation process has led to a set of agencies has been achieved so far, there is a distinct possibility
that certain RDAs will fail and the investments madewith uneven spatial coverage, exhibiting considerable
variation in terms of size, composition and experience. to date will be lost.
During this diYcult start-up period the RDAs haveThe result is that some RDAs are much better
equipped to become successful regional institutions suVered from the hiatus between the end of the Second
Community Support Framework (CSF-II) and thethan others. The best developed are rooted within
strong pre-existing partnerships and where there is a start of transfers under the Third Community Support
Framework (CSF-III). More positively, the com-strong sense of regional identity and common objec-
tives. The strong degree of variability suggests that mencement of CSF-III in late 2000 means that the
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RDAs are well placed to apply for considerable EU tively has already been recognized, resulting in the
creation of a national association for the RDAs.funding for regional initiatives (M INISTEÂ RIO DE
The lack of devolved power and the lukewarm pro-PLANEAMENTO, 2000b). However, in the longer term,
motion of the RDAs by the central state reinforcesgiven a major reduction in incoming EU funds to
the importance of relationships with other sub-regionalPortugal is likely after 2006, the RDAs must be wary
state entities promoting economic development. Asso-of becoming over reliant on these funding sources.
ciations of local authorities are key partners within vir-There does exist considerable scope for the
tually all RDAs, further marking the trend towardsstrengthening of relations with the CCRs, which could
greater intermunicipal co-operation. However, muni-pass responsibility for the execution of parts of the
cipal rivalry and competition remains. RDAs need toregional programmes to the RDAs. Such working
convince municipalities of the advantages of greater co-relationships could also extend to other areas of central
operation across a range of economic developmentgovernment activity, but for the moment the RDAs
activities. The relationship with the CCRs, who remainmust rely on generating their own ® nance and
the major regional level actors, is critical. Interestingly,strengthening the ® nancial relationships with their
in a small number of cases CCRs are partners withinregionally based partners.
the RDAs, whilst in the majority they are not. As was
observed with respect to ® nance, close working rela-
Legitimacy and inter-institutional relationships. Despite tionships with the CCRs could provide considerable
the limitations imposed by lack of funding, the greatest opportunities for developing their strategic role. Con-
advantage the RDAs have is a degree of regionally versely, con¯ ictual relations could be highly damaging.
based legitimacy. Whilst this is not electorally derived, In their relationships with these state bodies and the
their independence from the state and their bottom- diverse range of other local and regional institutions,
up genesis are positive attributes which favour the RDAs need to strengthen their regionally based pro® le.
development of working relations with other local and To date, outside of their immediate partners, there is
regional partners. Combined with wide ranging roots little knowledge and understanding of what RDAs are,
in institutions from civil society, public and private and what they are seeking to achieve. Furthermore,
sectors, they also possess a degree of ¯ exibility in even within the participating partners there are often
operation as non-public entities which state institutions strongly diverging interests with regard to future
in Portugal traditionally lack. Given the strong tradition regional development strategies. In order to gain
of state clientelism within Portugal, the RDAs are regional credibility and recognition, RDAs need to
unanimous in their view that they must retain this demonstrate their utility especially through involvement
autonomy if they are to prosper. Yet recognition that in successful initiatives. Ultimately the ability of the
the central state remains the key source of power for RDA to lead diverse interests towards the creation of an
most regionally based activity ensures the need to overall regional strategy will be based on their legitimacy
develop working relationships with the central adminis- with a range of local and regional partners, and in the
tration. The challenge will be for the RDAs to develop absence of this, they will be destined to remain poli-
strong relations with central government yet remain tically marginalized.
outside the ¯ uctuations of political power resulting The risks of this situation are clearly evident with
from governmental and ministerial changes, which respect to previous experiences of development agencies
continue to adversely aVect many agencies within within Portugal. In Lisbon, the agency AMBELIS,
Portugal. which is not one of the new RDAs, was created in
The basis of this view is reinforced by the recent 1994 to spearhead the implementation of the Lisbon
history of the RDAs. In comparison to the previous PS Strategic Plan (SYRETT and S ILVA, 1999). However,
government (1995± 99), the current PS government’s it has failed to develop a strategic leadership role due to
commitment to the RDAs appears more muted.6 This its limited scale, reduced area of operation and its lack
situation has hampered the development of the RDAs of power in relation to a wide range of diverse and often
during the important start-up period. The extent to divergent interests. As a result, AMBELIS has remained
which current and future governments see the RDAs politically isolated and lacks credibility as a strategic,
as an essential platform for regional economic develop- city-wide agency. Rather than contributing to improved
ment, and a potential vehicle for greater devolution of metropolitan governance, AMBELIS has instead
regional development activities to elements of civil further contributed towards the excessive fragmenta-
society, will clearly be important for their future devel- tion, duplication and institutional complexity which
opment. As currently constituted, the co-ordination of currently characterizes the Lisbon metropolitan area.
national sectoral policies at the regional scale remains
beyond the powers of the RDAs and it appears unlikely
Conclusions
that this situation is likely to change in the near future.
The need to lobby central government with a uni® ed The process of creating RDAs in Portugal illustrates
how particular national political contexts and existingvoice to ensure that the RDA role is promoted eVec-
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3. The legislative basis for RDAs is contained in Decreto-institutional structures shape the types and styles of
Lei, no. 88/99 of 19 March 1999. In order to receivedevelopment agencies. In the Portuguese case, in a
state support RDAs needed to conform to a series ofcountry notable for the dominance of the central state
legal requirements (Portaria 282/99, de 26/4) whichadministration, there has been a deliberate eVort to
were veri® ed by the DGDR (Regional Development
create RDAs which have ® nancial and political inde-
Directorate). Only institutions created and registered
pendence and strong regional roots. The RDAs are an
within the contexts of the programme were able to be
attempt to move towards new governance systems by designated RDAs. Consequently, the several pre-existing
creating a new institutional form: one that is embedded development agencies had to decide whether to apply to
within partnership working, more entrepreneurial by become oYcial RDAs, or continue working but without
nature and not heavily dependent on public sector the RDA designation.
4. The only bodies legally prevented from participating inresources. There is considerable merit in attempting to
RDAs are entities which promote party political activity.create more ¯ exible, regionally sensitive and market
5. Information on RDA staV was provided by 15 of the 17oriented institutions to promote economic develop-
RDAs contacted.ment within Portugal given the current lack of such
6. In the late 1990s it was possible that the RDAs couldforms. However, the diYculty is that, as the RDAs lie
have been given a much more powerful role as an alterna-
outside of the powerful state administration, there is
tive way of decentralizing state activity in the light of the
the danger that they are consigned to operate only on
rejection of the regionalization proposals. For example,
the margins, lacking the ® nancial and political power the Ministry of Planning and Internal AVairs (MEPAT)
to make any signi® cant impact. proposed at the start of 1999 that a substantial part of EU
The ability of the RDAs to respond positively to Structural Funds should be managed at the regional level,
these constraints will to a large extent determine thus potentially creating for the RDAs a key part within
this process. Furthermore, at this time the regulators ofwhether they become a major instrument for the
the Structural Funds were putting a strong emphasis onmodernization of regional development policy in
this form of inter-institutional solution not only in thePortugal, or just another institution overlain on an
de® nition of policy, but also with respect to implementa-already dense and complex institutional fabric. It is as
tion under the Third Community Support Frameworkyet too early for the RDAs to demonstrate their
(2000± 06). However, as a result of interdepartmental
capabilities given they are encountering a number of
power struggles a more high pro® le role for the RDAs
start-up problems resulting from their innovatory char-
did not materialize.
acter. In the short term the RDAs appear set to
continue to operate, with varying degrees of success,
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